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Executive Summary

Overview of Study

The Child and Adult Care Food Program (CACFP) provides Federal funds for meals served to
children and elderly or functionally-impaired adults in non-residential day care facilities and in
family day care homes. Child care centers are eligible to participate if they are licensed or
alternatively approved public or private nonprofit institutions, or if they are for-profit institutions
that receive compensation for child care under Title XX of the Social Security Act for at least
25 percent of the children in their care. Federal assistance for center-based care is provided in
the form of reimbursement at established rates for free, reduced-price and paid meals based on
family income.

P.L. 101-147, the "Child Nutrition and WIC Authorization Act of 1989" authorized a
demonstration to determine the effect of a change in for-profit center eligibility on participation
by low-income children. The demonstration changed for-profit center eligibility from requiring
that at least 25 percent of enroliment receive Title XX subsidies to requiring that 25 percent of
children enrolled be from families whose incomes were at or below 185 percent of the Federal
poverty level. The demonstration was authorized for a 2-year period in the States of Kentucky
and Iowa beginning in October 1990'. The evaluation of the demonstration was conducted
following the first year of operation. Centers that participated in the demonstration were
required to either reduce their fees or improve meal quality.

The four primary research questions addressed by this evaluation were:

1) How many low-income children were served as a result of the changes in eligibility for
for-profit centers?

2)  What was the impact of the demonstration on the quality and types of meals served in the
participating centers?

3)  What was the Federal cost of the demonstration?

4) What were the outreach strategies used by the States to recruit centers into the
demonstration?

Major Study Findings

Over 2,700 Low-Income Children Were Served by CACFP in Demonstration Centers

The demonstration increased the total for-profit center participation in CACFP in the two States.
Ninety-one centers actually submitted claims for meal reimbursement as of

'Fiscal Year (FY) 1993 appropriation actions extended the demonstration in the two States to FY 1994,
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September 1991, the end of the study period. These included centers that had been participating
under Title XX, but were concerned about losing their eligibility, newly licensed centers, and
centers that could only have participated under the modified criterion. In Iowa six centers
actually submitted claims for meal reimbursement as of September 1991.

The demonstration was successful in providing CACFP benefits to many low-income children
who would not have received benefits under the former eligibility criterion. By the end of the
study period, 2,779 low-income children were receiving CACFP benefits in demonstration
centers; 1,847 (66 percent) were in centers that only qualified under the modified criterion and
did not meet CACFP Title XX eligibility. The participating centers overall served large
proportions of low-income children - 49 percent of their children qualified for free or reduced
price meals.

Participating Centers Enrolled in CACFP to Improve Meal Service and Control Parent Fees

Participating centers enrolled in the demonstration to improve meals served to children.
However, similar numbers of participating centers reported that they enrolled in the
demonstration to deter increases in child care fees charged to parents. This suggests that
demonstration funds helped participating centers improve meals and maintain the cost of child
care services.

The Demonstration Improved the Quality of Meals Served

The quality and quantity of meals and snacks served to children in the participating centers
improved during the study period. The number of centers serving breakfast and afternoon
snacks increased during the study period. However, the demonstration did not have an effect
on the number of centers serving lunch and supper.

The quality of meals and supplements also improved. The percentage of centers meeting the
CACFP meal pattern for all 10 days for which menus were provided rose markedly during the
demonstration. For breakfast, 88 percent of the centers serving this meal during the study
period met meal requirements for all 10 days, compared to 55 percent of those in the pre-
demonstration period. Similarly, the meal pattern requirements for lunch were met by 85
percent of the centers during the study period, compared to only 25 percent in the pre-
demonstration period. For morning snack, the percentage of centers meeting the meal
requirements for all 10 days rose from 50 percent in the pre-demonstration period to 78 percent
during the study period. The afternoon snack greatly improved; 28 percent of the pre-
demonstration centers met requirements all 10 days compared to 72 percent during the study
period. Very few centers served supper; however, all of those who provided supper met the
meal requirements during the study period compared to 33 percent prior to the demonstration.

Executive Summary
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Over Half of the Federal Cost for the Demonstration Paid for Meals in Centers Not
Meeting CACFP Title XX Criterion

The total Federal cost for the first year of the demonstration was $1,133,502 (851,734 for Iowa
and $1,081,768 for Kentucky). This cost includes the total meal reimbursement for all centers
participating in the demonstration from October 1990 to September 30, 1991 including
reimbursements to for-profit centers that also met the former Title XX eligibility criterion. Over
half of the total federal cost for the first year of the demonstration reimbursed meals in centers
that would not qualify for CACFP under Title XX eligibility rules; the Federal cost for FY 1991
for centers not meeting the Title XX eligibility criterion is estimated to be $736,776.

Outreach Strategies Used and the Level of Technical Assistance Provided by the State and
Others May Have Affected Participation

Both Towa and Kentucky used two basic strategies to recruit centers for participation in the
demonstration: (1) they sent a letter and information about the demonstration and the criteria
for participation to a list of all for-profit licensed centers; and (2) they conducted regional
workshops for all interested centers. State staff from Kentucky also followed up with a visit to
each center that indicated a willingness to participate in the demonstration.

Both States also provided ongoing assistance during the demonstration to participating centers,
particularly to help them comply with CACFP requirements. Recruitment efforts, according to
both States, continued throughout the demonstration. Iowa’s technical assistance efforts after
the workshops were conducted primarily by telephone. Kentucky State staff conducted in-person
visits to centers requesting assistance, as well as a visit to each center to complete the first
month’s claim forms. Kentucky also has an active sponsor organization that is credited by the
State Agency with about one-half of the successful recruitment efforts.

It appears that technical assistance, an active sponsor organization, and in-person follow-up to
interested centers made a substantial contribution to the recruitment and retention of
demonstration centers in Kentucky. However, there may be other factors that contributed to
these results, including a history of more for-profit CACFP participation prior to the
demonstration in Kentucky than in Iowa, and the possibility that Kentucky may have more low-
income children in for-profit child care than Iowa.

Executive Summary
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Chapter l. Introduction

This report describes a demonstration to determine if modifying eligibility criteria for for-profit
centers in the Child and Adult Care Food Program (CACFP) would increase participation among
low-income children. A brief overview of the CACFP program is presented below, followed
by a description of the demonstration and the objectives of the evaluation.

l. Overview of CACFP

The CACFP provides Federal funds for meals served to children and elderly or functionally-
impaired adults in non-residential day care facilities. Prior to 1987, the program was exclusively
for children; in 1987, certain adult day care centers were allowed to participate in the program.
Federal assistance is provided in the form of reimbursement for each meal served. Meals
eligible for reimbursement were limited to two meals and a snack until the 1988 Hunger
Prevention Act added a meal or supplement (child care centers only) for children who are in
child care for 8 hours or more a day.

Child care centers are eligible to participate if they are licensed public or private nonprofit
institutions or if they are for-profit institutions that receive compensation for child care under
Title XX for at least 25 percent of their children. Other eligible institutions are Head Start
programs, settlement houses, and recreation centers.

Reimbursement rates for child care centers are based on the household income of the individual
child receiving the meal or snack. As with the National School Lunch Program, there are three
categories of reimbursement (free, reduced-price and paid), each based on household financial
resources. Commodity assistance is also available to centers and homes, and, at the option of
the State, may be provided in cash.

To receive CACFP reimbursements, family day care homes (FDCHs) must meet State licensing
requirements, where these are imposed, or otherwise be approved by a State or local agency.
They must also be affiliated with a sponsor. Sponsors are directly reimbursed for administrative
expenses, based on the number of homes served. Sponsors also receive the reimbursements for
meals served by homes, which are, in turn, distributed to the day care homes. Unlike child care
centers, there are no individual income criteria for children receiving subsidized meals in
participating day care homes. Rather, the homes are reimbursed at a flat rate for each meal or
snack.

Il. Description of the Demonstration

P.L. 101-147, "The Child Nutrition and WIC Authorization Act of 1989," required the U.S.
Department of Agriculture, Food and Nutrition Service (FNS) to conduct two statewide
demonstrations, modifying eligibility criteria for for-profit center participation in CACFP, to
determine whether more low-income children would receive program benefits. Congress
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mandated the demonstration to extend CACFP benefits to for-profit centers that served
significant numbers of low-income children. The eligibility criterion for the demonstration was
changed from 25 percent of participating centers’ enrollment receiving assistance under Title XX
of the Social Security Act to 25 percent from families with incomes at or below 185 percent of
the Federal poverty level. Centers that participated in the demonstration were required either
to reduce their fees or improve the quality of meals served to children. The demonstration
began in October 1990, in the States of Jowa and Kentucky. FNS monitored the demonstration.

Data analysis focused on addressing the four primary evaluation objectives, namely:

1) How many low-income children were served as a result of the changes in
eligibility for for-profit centers?

2) What was the impact of the demonstration on the types and quality of meals and snacks
served by participating centers?

3) What was the Federal cost of the demonstration? (first year)

4) What were the outreach strategies used and levels of technical assistance provided by the
States of Iowa and Kentucky to attract for-profit centers to the demonstration?

Each of these evaluation objectives is addressed separately for the States of Iowa and Kentucky.

ll. Report Organization

The remainder of this report is organized as follows:

° Chapter II covers the implementation and effect of the demonstration in Kentucky;
L Chapter III addresses the implementation and effect of the demonstration in Iowa; and
L Chapter IV contains a discussion of the conclusions regarding the success of the

demonstration in meeting its stated objectives.

° Appendix A contains a description of the methodology for conducting the demonstration
evaluation.

Introduction
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Background

Characteristics of Child Care and CACFP in Kentucky

The Division of School Food Services of the Department of Education was the agency
responsible for implementing the demonstration and for responding to questions on the
evaluation of the demonstration in Kentucky. This agency responded to the mail survey
that is the source of information in this report.

Kentucky provided data on the supply of child care by type of organization for 1990 and
1991. The following data were reported on the number of licensed centers by type for the
2 years.

| Exhibit il-1: Profile of Center Care in Kentucky
Type of Licensed % Licensed % % Change
Center Centers of Centers of 1990-1881
1990 Total 1991 Total
Pubiic B1 4 69 6 36
For-Profit 640 47 6567 44 b
Non-Profit 413 36 499 38 21
Head Start 160 13 162 13 8
Total Centers 1,164 100 1,297 100 12

Source: Kentucky Department of Education. Table represents data for specific calendar year.

As noted above, for-profit centers represent the largest proportion of centers in the State
(over 40 percent), followed closely by non-profit centers. Kentucky reported additional
licensed centers for each type in 1991, compared to 1990. The State showed a 5 percent
growth rate in the number of licensed for-profit centers between 1990 and 1991. Much
more significant growth, however, occurred in the non-profit and public sectors.

Kentucky reported that licensed care is not available in a few counties; other counties have
limited licensed center care, but all areas have family day care homes (FDCHs).
Furthermore, all of the licensed/certified FDCHs are participating in CACFP. The State
reported that the reason the FDCHs go through licensing or certification is so that they can
be eligible for the CACFP program.

The Demonstration in Kentucky
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The major clientele of non-Head Start center-based care as reported by Kentucky is
working parents of all economic levels. Infant care, they said, is the least accessible and
the least affordable. Cost, location and transportation are the determining factors in the
selection of day care facilities.

In response to the question: "What makes your State unique in center-based care and/or
for-profit centers?"  Kentucky said that it is a rural State in which continued
unemployment and general population loss has stifled the demand for child care. Kentucky
suggested that because child care licensing regulations are stringent, the number of
unlicensed homes and centers has grown.

Regarding sources of funds for child care, Kentucky reported that the Jobs, Transitional
Child Care,'! and Title XX programs all provide child care subsidies for low-income
children. According to the State, the programs pay approximately $9.00 a day for care,
but they pay only for the days that the child attends and the center must reserve a slot for
that child.

When asked if the demand for child care had changed overall, Kentucky responded that
it will only change when more Kentucky families are employed. They did report that
welfare reform has created a greater demand for child care by low-income families;
however, they added that if the economy does not recover, welfare reform will have little
impact.

B. For-Profit Center Care

Kentucky described its for-profit center-based care as chiefly run by single owners and
small operators. Chain operations comprised less than 10 percent of the for-profit centers.
In terms of child care facilities, Kentucky reported that most of its centers were small
conversions of existing houses, apartments, and shopping center locations; few were
originally built as day care centers.

Most for-profit centers, according to the State, are operated by an individual or family
who does not necessarily view day care as a business. Most operators have no business
background and have little understanding of the costs associated with running a business.
Furthermore, Kentucky suggests that the for-profit centers may be less knowledgeable
about government programs than their non-profit counterparts.

'The JOB opportunities and Basic Skill Program (JOBS) and the Transitional Child Care Program are authorized by the
Family Support Act and are administered by the Department of Health and Human Services.

The Demonstration in Kentucky
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Kentucky states that these for-profit centers serve all economic levels; their location and
fee structure are key factors in determining the socioeconomic status of their clientele.
Both for-profit centers and non-profit centers serve low-income children.

When asked what segments of the low-income population are served or not served by for-
profit centers, Kentucky responded that most centers will provide care for any child whose
parents can afford the fees, and that most centers have a waiting list. Kentucky reports
that low-income children who live near affluent urban areas are not served by centers.

There are substantial fluctuations in center participation in CACFP based on their Title XX
eligibility, according to the State. The State reports that at least half the Title XX centers
would not be eligible for participation in CACFP for 1 month each year and many would
lose 2 or more months in reimbursement. At the end of each fiscal year, centers lose Title
XX children because the Title XX funds are depleted. During the first year of the
demonstration, 27 former Title XX centers were permanently switched to the
demonstration so that they could maintain their CACFP eligibility.

Implementation of the Demonstration in Kentucky

Outreach and Initial Recruitment

The following is an account of outreach efforts to recruit centers to participate in the
demonstration as provided by the State:

1)  Using the State licensing listing, all centers were sent a notice concerning the
availability of the demonstration.

2)  Regional meetings were scheduled, based on the response to the initial mailing. At
each meeting the demonstration was described, as well as CACFP and its
requirements and benefits.

3) Those who indicated a willingness to participate at this point were visited in person
by State Agency staff. Centers were encouraged to telephone any time with
questions. The State Agency assumed the cost of most long distance phone calls.

Kentucky said they stressed eligibility criteria, maintenance of proper records and
availability of training and support from the State Agency in their initial outreach
efforts.

The State’s largest child care sponsor, Community Coordinated Child Care (4 C), played
a key role in recruitment and in providing ongoing support to its centers that participated
in the demonstration. According to the State, the 4 C was quite active both in

The Demonstration in Kentucky
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recruitment and in providing technical assistance throughout the demonstration; in fact, the
State attributed about one-half of the initial participation to the 4 C.

Ongoing Recruitment and Assistance

There was little distinction between Kentucky’s initial outreach and its recruitment efforts
throughout the demonstration; the State continued to recruit centers as actively throughout
the demonstration period as it did at the beginning of the demonstration. In addition to
the steps listed above, Kentucky also had a cooperative arrangement with the Cabinet for
Human Resources (State Agency responsible for licensing) whereby the Department of
Education was notified of meetings held for newly-licensed centers. State staff attended
many of these meetings and presented information about CACFP and the demonstration.
This presented an opportunity for newly-licensed centers to receive first-hand and timely
information about the demonstration. Kentucky stated that they also held training
workshops every month throughout the demonstration, which served as another recruitment
mechanism. The State staff mentioned that word-of-mouth was also an effective
recruitment tool.

Assistance for compliance with CACFP requirements was provided on an ongoing basis.
Kentucky also conducted an administrative review with each center during the first six
months of the demonstration. This covered recordkeeping, menu items and applications
for determining whether a child was eligible for free or reduced-price meals.

Kentucky assembled packages of training materials on food service and income eligibility
guidelines. Sample news releases for publicizing the center’s CACFP participation and
benefits were also made available. These materials were used both in training workshops
(prior to center participation) and in offering technical assistance to centers in the program.
However, the State reported that they would like to have offered more technical assistance,
especially in improving menus during the demonstration.

The State did not separately track its staff hours and/or expenses to administer the
demonstration or non-labor costs such as postage, travel, etc. Existing staff assumed
responsibility for this program as well as for all centers, homes, adult day care centers and
the Summer Food Service Program. Two central office staff performed the functions of
outreach, approvals, certification, training, claims payments and audits; three field
consultants were assigned to direct technical assistance and monitoring reviews. The State
Agency said they could have used more staff.

Effect of the Demonstration

Four measures are discussed, corresponding to the evaluation objectives:

The Demonstration in Kentucky
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Y
2)
3)

4)

Effect on number of for-profit centers participating in CACFP;
Effect on number of low-income chiidren served;
Effect on quality and types of meals/snacks served; and

Effect in terms of Federal expenditures.

Each will be addressed in a separate section. The findings on center characteristics and meals
are based on data reported by the demonstration centers that returned the mail survey and/or
responded to the telephone follow-up to obtain the same data (n=86). The findings of the
number of low-income children served and the first year federal cost of the demonstration are
based on data collected from 90 centers through record abstractions.

A.

Center Participation in the Demonstration

The number of centers recruited and retained in the demonstration is a good indicator of
the success of the State’s outreach efforts. Kentucky originally estimated that 100 centers
would express an interest in the demonstration program; 60 centers responded to the initial
invitation from the State. Kentucky said a fear of Federal involvement and incurring
additional costs on the part of many for-profit centers may have caused centers not to
respond to outreach efforts.

Centers participating in the demonstration were allowed to choose whether they
wished to reduce their fees or improve the quality of their meals in exchange for
participating in the demonstration. None of the centers chose to reduce fees.

Prior to the demonstration in September 1990, 77 for-profit centers participated in
CACFP under the regular Title XX CACFP program; this represents 14% of all for-
profit centers in the State. A total of 91 for-profit centers participated in the
demonstration under the modified eligibility criterion as of September 1991, the end of
the study period (this includes 27 former Title XX centers that were switched to the
demonstration due to a decrease in Title XX enrollment). An additional 53 for-profit
centers participated in CACFP in September 1991 under the ongoing Title XX program
bringing the total statewide for-profit center participation for the month to 144 centers
(91 demonstration centers, 53 Title XX centers); this represents 25% of all or-profit
centers in the State. Exhibit II-2 illustrates the impact of the demonstration on for-profit
center participation in CACFP~

2The total of 91 centers refers to those submitting claims in September 1981. All centers do not submit claims
every month,

The Demonstration in Kentucky
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l Exhibit 11-2: Effect of the Demonstration on CACFP Pa{ticipation by For-Profit Centers I

Total for-profit centers pre-demonstration (Titie XX) (9-90) 77

Total for-profit centers participating in demonstration (9-81) 91
{Free/reduced price meals -- includes 27 former Title XX)

Total for-profit non-demonstration Title XX centers (9-91) 63

Total for-profit centers post-study period; 144
{9/91) (Demonstration and Ongoing Title XX Program)

Source: Kentucky Department of Education

1. Description of Demonstration Centers

Exhibit II-3 portrays a profile of the demonstration centers according to their
geographic distribution within the State, their fee structures, ages of children
enrolled, and their hours of operation.

The greatest number of the Kentucky demonstration centers were located in the
major cities of Lexington and Louisville (32 percent). Approximately 27 percent
were in rural areas. Twenty-five percent of the centers were located in cities other
than the two mentioned above, with the balance of 16 percent being located in
suburban areas of the State. Thus, there was a fair distribution of demonstration
centers across urban, rural and suburban areas.

The Demonstration in Kentucky
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